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TOWN OF ANDOVER 


COMMONWEALTH OF MASSACHUSETTS 


March 6, 1962 


Board of Selectmen 
Town Hall 
Andover, Mass. 


Gentlemen: 


You will recall that the Town Meeting of 1961 continued 
the Committee appointed by Moderator Charles G. Hatch, pursuant 
to the directives of Article 37 of the 1960 Town Warrant, and 
instructed its members to study the effects upon the tax rate 
of multiple housing and green areas. Both studies have been 
completed, and forwarded herewith is the Supplement to the re- 
port of February 27, 1961 covering the study of multiple hous- 
ing. The report on the effects of green areas has not been 
completed as yet. It should be available and will be sub- 
mitted by the end of March, 1962. 


Respectfully submitted, 


Vy Woe from 


HENRY M. WOLFSON . : 
for - 

the Committee for the Study of 

Municipal Costs Arising from 

New Rousing 


Chairman - Henry M. Wolfson 
Vice-Chairman - William B. S. Leong 
Secretary ~ Arthur L. Harper, Jr. 


Members - Arthur W. Ermer 
Robert M. ‘Henderson 
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MULTIPLE HOUSING 


Conclusions 


(a) So far as the immediate effect upon the tax rate is concerned, 
apartment construction can be controlled indirectly, by means of 
the judicious use of reasonable zoning and building code regula- 
tions, to produce a balance bétween cost of services and tax 
revenue. 

(b) If apartment houses are not controlled rigidly, so far as num- 
‘bers and location are concerned, the rural or open character of 
the Town can be so altered as to.perhaps damage its image or 
"prestige". If such damage should occur the Town revenues would 
undoubtedly be affected adversely. 

(c) Rental properties, ‘both commercial and residential, deteri- 
orate more rapidly than single-residence-owner-occupant dwell- 
ings. The former are not maintained as well as the latter. 

(d) There is a social responsibility toward low income-school 
children families and various income-small size families which 
any town must consider in deciding its approach to apartment 
deve lopments.. 

(e) There are definite indications that the number of school 
children in apartments has become and will continue to be for 
some reasonable time less of a town cost problem than it was 
in the past. 


General 


The question of multiple housing and its effect upon the tax 
rate can be subdivided into two general considerations. 

(a) The direct and indirect effects 

(b) The social implications 

In turn sub-paragraph (a) can be further divided into the 
short term effects and the long term effects. We then have three 
phases to analyze, viz.the short term effects of multiple housing 
upon the tax rate, the long term effects and the social implications. 


The Short Term Effects 


Analysis of numerous reports prepared by various planning 
boards throughout the Northeastern part of the country and in 
Evanston, Illinois indicates that the influence upon the tax 
rate immediately after construction can be either advantageous 
or adverse, depending to a large extent upon the desire of the 
community. For example, in Greenwich, Connecticut, the Planning 
and Zoning Commission reported that the multiple dwellings in 
that Town were serviced at a loss. Conversely the Town of West Hart- 
ford, Connecticut, reported a profit. Other studies reveal similar 
patterns. 
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Close scrutiny of the various data in these reports discloses 
that the difference between profit and loss results from the type 
of apartment constructed, i.e. low cost, medium cost or high cost. 
In the language of an official of the Town of Greenwich, Connecticut, 
in correspondence with this committee, "Another point I would like 
to bring to your attention is the important part played by the Tax 
Assessor in the community. The determination of values can go a 
long way in deciding whether or not a certain classification of 
property is a tax benefit or tax drain on the community". Since, 
we know that this official did not intend to advocate false eval- 
uations, this is merely another way of saying that loss or profit 
depends upon the value of the structure per dwelling unit. 

This committee did not feel that, in making this study, it 
coyld afford: the luxury of an emotional approach. It. held to a 
factual analysis regardless of the impact upon segments of the 
population, Practically every report studied concerned itself 
preponderantly with the schoo] problem and the number of school 
children per dwelling unit. Actually one study, viz. "Apartments 
and Their Impact on the Public Elementary Schools in the Maryland- 
Washington Regional District of Montgomery and Prince George's 
Counties", was limited to this problem. The Town can well con- 
sider its obligations to the young as a separate matter, as, indeed, 
we have done under paragraph (E) of this report. However, in con- 
sidering the effect upon the tax rate, the social implications of 
the Town's approach must be ignored. 

Thus in the Greenwich report, we find, referring to Apartment 
Houses, "The: tax income generated by these valuations is $387,254, 
equivalent to 5.70 percent of the total tax income. Against this 
class of property the study indicates a total allocation of depart- 
mental expenditues amounting to $520,684 which is 7.62 percent of 
the total cost of government. ----- Examination of charges for 
departmental expenditures allocated to this class makes it clear 
that the’ cost of schools is the largest element, amounting to 
$269,565, equivalent to 51.7 percent of the total." 

In the same report, referring to Two Family Properties, we 
find "The tax income from two family properties is $318,505 or. 
only 4.69 percent of total tax income. Consideration of depart- 
mental expenditures allocated against this property class reveals 
that $814,063 is so distributed. This amount represents 11.91 
percent of the total cost of government. Analysis of the allo- 
cations indicates that school cost is the largest element, amount- 
. ing to $520,540 or 64.0 percent of total expenditures charged 
against this class due to the fact that 16.8 percent of the num- 
ber of students come from two family properties. ---- The prime 
reason for this result is attributable to the low average assessed 
valuation of these properties." 

On the other hand the Arlington County Planning Commission 
made a. study of cost vs. revenue by land use in Arlington County, 
Virginia and drew the following conclusion, "Within the residential 
category, land devoted to multi-family housing occupied 12 percent 
of the area, accounted for 38 percent of the population, contri- 
buted 25 percent of the revenue, and required 21 percent of the 
-expenditures", 


aI ET ce, 
a agers ayy, 


There would be no point in quoting from other reports. These 
would be mere reiterations of these diametrically opposed conclusions. 
What then are the réasons for such opposite views? Perhaps refer- 
ence to the Maryland-Washington Regional District Report mentioned 
above would help in placing all other reports in a common per- 
spective. Under the heading "Findings of Survey" this report Boes 
on to say, "Upon evaluation of the data on apartment units and 
elementary school enroliment the following statistical information 
was developed", 


Montgomery County : 
‘No. of Public Average No. of. 


No. of Elem. School Students per 
Type of Development Units Children Dwelling Unit 
Luxury & Restrictive 1,500 28 202 ; 
Std. or Average 4,908 718 15 
Family (Low Cost) 3,187 1,043 33 


Referring again to the Arlington County, Virginia study, they 
adopted as one of their conclusions, "This study has not considered 
the influence of different types of development within each land 


use category. It should be obvious, however, that luxury apartments 
A TU, the 


or residential development would bring da 


would low income th _its x 
tively small contribution to public school enrollment.!' ‘(Emphasis 
ours). 

In the "fconomic Survey of Land Uses of Evanston, Illinois" 
several questions were asked of the Homer Hoyt Associates, per- 
haps the best known firm in the area of Community analysis, ‘Two 
of the questions asked and the answers to them are pertinent to 
the present study. 

"2. Are multiple family buildings, such as three story 

and higher buildings containing eighteen and more apart- 
ments, an economic asset or a liability to the City? The 
average multiple family building is an economic tiability 
to the city ----- . 
"5. Is there a minimum value for dwellings below which it 
is uneconomical for the city to encourage such construction? 
Yes. New houses in Evanston recently constructed which 

-are assessed for only $5,700 (1949 Evaluation) to $6,000 

are uneconomical because they cost more to service than 
they yield in taxes." 

While this study is more than 10 years old and thé 
situation in Evanston to-day may very well be different, 
the principle involved would still be the same. 

In the December 15, 1961 edition of The Boston Heraid, William 
E. Dorman, the Real Estate Editor, wrote an article entitled "Subur= 
ban Apartments Create Tax Stability". Just a few quotations from 
this editorial will help shed more light on the question of why 
some ‘cities report deficits for multiple dwellings and others re- 
part profits. 


“High-rise high-rental apartments provide more than twice as 
much tax revenue per acre as any other suburban use. --<<-. 

‘Interviews with high-rent apartment residents in Philadelphia show 
fewer than six percent of the downtown units were occupied by families 
with children and only seven percent in comparable suburban units.---<- 

"In none of the high-rental developments were there more than 
10 school age children per hundred dwelling units." 

The above exerpts from the different reports lead us to but 
one conclusion and, that is, that, if zoning and building require- 
ments are such as to compel high valuation construction, multiple 
dwellings can be an asset taxwise. If such construction is not 
compelled they will be a loss. 

There is one further factor which must be considered at this 
point. How significant this may prove to be we can only guess but 
certainly it must be kept in mind when trying to evaluate probable 
school costs. Many municipal costs relate directly to people, and 
vary pretty much with numbers of people, families, etc. School 
costs are the outstanding cost of this type -- varying directly. — 


_ with the number of children. Many other costs relate directly to 


land area, length of streets, etc., amount of land frontage, or 
even volume of business and employment. Costs for streets, water, 
sewers, plowing, police, fire protection, etc., are more or less 
in this category. If a large part of schools costs is, in the 
future, shifted to State and/or Federal Governments and off the 
local tax base (as seems possiblé), the effect on the tax rate 
of numbers of children will be greatly diminished. Consequently, 
the effect of density, frontage per dwelling unit, etc., will 
be relatively increased. At that time, the apartment may become 
much more of a’ financial asset, because. of its higher density 
and lesser length of street per unit of tax value. 


The Long Term Effects 


As outlined in paragraph (C) above, there is adequate evidence 
to indicate that any community desire to protect itself against im- 
mediate adverse effects, tax wise, from the construction of multiple 
dwellings can be effectuated indirectly by the judicious use of 
perfectly reasonable zoning and building code regulations. It is 
considerably less obvious that the long term effects can be fore- 
cast or controlled as readily. These effects are two-fold. 

(a) Effect upon the character of the Town 

(b) Deterioration of the property 

While Andover is suburban in location it is essentially open 
or "rural" in character. This, perhaps more than any other single 
factor, has given rise to its charm, to its desirability and to 
the appeal which the Town has had and still has for middle and -high 
income groups as a town in which to settle. As reported in this 
committee's report,in 1961, regarding the effect upon the tax rate 
of new residential construction, it is this appeal to the middle 
and high income groups which has resulted in medium and high value 


construction and a consequent excess contribution to tax. tevenues. 

As Professor Roland B. Greeley of the platning firm. o£ adams, 
Howard and Greeley, present cénsiltants for Andover, put it, @ndover 
hag a certain "ptestige"” which could be injured quite seriousty. af, 
the nutiber, location. and’ kind of multiple dwellings were not cares 
fully selected and controlled, Any substantial change in the char- 
acter of the Town could so affect the appeal to healthy expansion 

at the tax rate could ultimately. be affected adversely, regatd= 
less of the immediate net return from the development of multéple- 
dwellings. Proper selection of sites, restrictions ag.to nuinber. 
of units relative to single residences and control of construction, 
coukd, limit the effect on the character of the Town and retain 
its appédl as 4 rural regidenttal aréa. 

‘Phe effect, upon both tha’.tax rate and the "prestige" of 
Aridever, of deterforatdon in multiple dwelling units is extremely 
difficult to fordcast. Generakly ‘speaking, there is less interest 
in awintenance of rental properties than there is in single-tesidence- 
owner-occupied properties. The pride of the, oWwner-occupant leads 
him to extend himself to the Imit to keep. his home tm good con- 
dition and as beautiful as he.can afford. There is no urge to 
the same degrée in rental properties. There the' chief. interest is 
in producing ant adequate retuxn.on the investitent, and maintenance 
auffers if the income would’ otherwise be affected seridusiy, 

Again referring to a real estate editorial by. William &. Dorman 
in the Boston Hetald, he wrote’.on December 29, 1961, 

"Many apartment owners use escalator clauses which state 

that any: tax increases are passed along on a’ proportionate 
basis to tenants. In recent years, however, with the tumber 
of ‘néw uitits being added and competition: from, ‘modern zed 
suites, it may not make economic sense to raise rents and 
risk vacancies. 

"Im such @ situation we.get back to the oid days of rent 
control ané deferred, maintenance which is not, healthy either. 
“If Gov. Volpe's proptsal} to tax. xentat income becomes a 
reality, it could lead either to general rent increases or 

leds, miintenance since property taxes are so higt." 

This quotation is illustrative of thé Sifferent ptessures 
which circumstances exert dnithe different’ i¢lasses of real estate. 
In the case of the single-residente-owndr-occupant the pressures 
are in the direction of adequate maintepace. ‘In the cas¢ of rental 
Properties, both commercial sant tesidentiwk, the pressures are 
exactly in the oppostte dirertion, This ‘abtuabLon ie further re- 
flected in Urban Renewal programs. Occasionally fut not very 
‘frequent ly this program is applied to single-residence-owner- 
occupant areas. However, by far the préporderance of renewal 
programs are connected with rental properties, both commercial 
and residential, This is further emphasizdd in an article by 
Dean Reed of the Boston Herald Washington Bureau in the issue 
of February 2, 1962. Mr. Reed discussed maintenance of pro~ 
perties in this article and said at one point, "Most of the 
dilapidated housing was found:in rental units, according to the 
Census Bureau study. Owner-occupied units had a higher percentage 
of soundness." 
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fo attempt to forecast which Towns could be affected adversely, 
no less, what particular individual development could be so affected 
is virtually . impossible. However, the Town must recognize that it 
is taking a caleulated risk, so far as this factor is concerned, 
when approviag multiple davai Ling developments. Unfortunately, there 
is no way to control maintenance except as it may affect safety and 
health, 


Social .Implications 


The foregoing is all slanted solely to the effects of multiple 
housifig. on the tax rate. There are; however, facets of the question 
which go beyond the tax rate, There will be young couples with in- 
comes inadequate for high rental apartments. These couples will have 
children who must be given their education. Jf the income is sttli 
inadequate for high rental apartments or home ownership, where do 
thay go? If every town and city considered merely the budget balance 
of every type of Iand use there would be little room for new families 
and little growth of any kind. This {s a ‘common problem which faces 
Atrdover also. 

Toa what lengths do we carry our understandable degire to hold 
the tax tate down? - To what extent, do we ignore the effect upon 
the tax rate and accept our share of the growth burden? Is it pos- 
sible to do both? Can we balance high rental with moderate rental 
apartments and strike an average which will hold the tax line? We 
of the comini thee believe that such a balance can be struck. In_ 
last year's report this tommittee said 

"Tt is interesting to note that the trend toward medium and 

high cost housing in Andover in svecent years has in no way 
precluded the construction of moderate and even low cost hous~ 
ing. “ore than half of the houses built (56%) during the study 
period are assessed at’ $20,000 or less, Almost one-third (32%) 
are assessed at $15,000 or less." 

We believe that this kind of balance can be achieved in multiple 
housing also but the questions pased here and other questions must 
be answered by the community conscience and the skill of its planners 
and ‘tegail. experts. 

Thie phase of the problem of multiple dwellings' was covered 
very well in.the report of the Planming Board of Clifton, N. J. 
entitled "Zoning for High Rise Apartments in Clifton, N. J." A 
chapter on the "Ability to Pay Fair Share of Municipal Costs" 
starts in the following vein. 

“The third test of the desirability of a particular land use 

to be permitted in a community is its ability to pay a fair 

share, of municipal costs. ‘in touching on this matter: previously, 
we sought to explain that land uses cannot,.be petmitted or for- 
bidden within a community solely on the criteria of whether they ~ 
are profitable. Making a profit is not the purpose for which 
government is instituted -- not even municipal government, -----, 

"What: does 'pay.for itself! meas? Te have meaning at all, it 

would ‘have to.mean.that every single pteperty would haye to pay 
in taxes im proportion to what it costes the municipality to pro- 
vide it with services, This would. require that every property 

be billed in accordance with some standard of measurement as to 
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its proportion of services: per child in school, per ton 
of garbage collected, per gallon of waste put into the sewer 
system, per square foot of street frontage maintained, per 
hour of policeman's or fireman's time consumed, etc., etc. 
This is not only absurd as a matter of practical administra~ 
tion, but obviously counter to the American philosophy of 
government. Basic to our tax policy is the assumption that 
taxes should be levied in accordance to ability to pay, not 
in accordance to services used, -~--" 

At the end of the same chapter, the last paragraph reads, 

“However, to reiterate the philosophy expressed in the 

opening paragraphs of this chapter, it would be a sad day for 
America if statesmanship were replaced by accountacy and if 
the noble purposes of our founding. fathers were replaced by 
a profit and loss sheet. Elevator apartments will yield a 
profit - a high profit - to the municipality of Clifton and 
will yield a dividend to each of its taxpayers. But it would 
also be a sad day for Clifton, were the mentality of its pol- 
itical leaders to fail to rise above the cash register. Those 
elected to public office, even.on a_municipal level, are leaders 
of government, and not the directors of a business. The larger 
questions of purposes and policy should guide their thinking. 


A fiscal policy reasonably related to the ability of citizens 
to pay taxes is a necessity. However, beyond cts: financial 
planning must be subordinate to the municipality's gos of the 
kind of community it wishés to be, and not vice-versa!’ 


__(Underlining Ours) ~~ 
~~ This committee feels that perhaps the view expressed in the 
Clifton report is somewhat extreme if it is taken to mean that 
the effect of any land use on taxes should be ignored entirely. 
However, if the last two sentences of the concluding paragraph 
(underlined) are given adequate weight it-can be seen that the 
writers probably intended a reasoned balance between fiscal needs 
and social responsibility. After all, considering that real estate 
taxes in Massachusetts are the highest in the nation, a rise in 
taxes can injure seriously many citizens who would find it dif~ 
ficult to pay the increase. Andover must find an optimum position 
between-the injury. to its citizens through increased taxes and the 
injury to its social structure through failure to provide for those 
who cannot pay entirely for setvices rendered to them by the Town. 
Perhaps at this time the problem is not as severe as past 
studies would indicate. This is hinted at in the Montgomery County 
table on page 3. Even the lower cost housing shows a ratio of 
school children to dwelling units which is lower than most com- 
munities show in single-residence homes. William Dorman in his 
report on apartments referred to on pages 3 & 4 states, 
"In none of the high-rental .suburban developments were 
there more than 10 school age children per hundred dwelling units. 
"Medium rental, low-rise units in suburbs had eight public school 
children per 100 units; medium rental garden apartments had 20 
to 25 public school children per 100 units. 
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"None of the suburban apartment buildings came near the average 

of 50 children per 100 single family dwellings." 

There is no question‘that in recent years we have become more 
and more a nation of home owners. More and more parents’ see such 
great advantages in raising their children in their own homes, with 
family rooms, individual bedrooms, their own gardens and play yards, 
that every effort and every possible sacrifice is made to purchase 
a home. Thus, current trends appear to be away from apartments for 
school age children and only those who are in the unfortunate position 
of having no means to provide these more desired facilities for their 
children would remain in low cost apartments. 

‘Of course, this can be merely a temporary condition and could 
revert readily to the situation in which many of the reports record 
losses. However, as of today and perhaps for the near future the | 
problem as it is affected by school age children appears to be some- 
what lessened. ; 

One additional development with regard to apartments should be 
covered now and this report can very well be terminated. Statistics 
show that 30-40% of all dwelling units are occupied by only one or 
two persons. Most of these can be most satisfactorily accommodated 
in apartments and many of them desire such accommodations. To 
prohibit some reasonable number of apartments in any town compells 
them either to move out of town or to maintain unreasonably: large 
and expensive quarters. If, in order to remain in town, these 
people build small single. residences of efficient size, the cost 
to them is high and, what is equally as important, the cost to the 
town for services would probably be higher than the revenues ob- 
tained. We do not believe that any town desires to encourage the 
construction of three and four room single residences. 
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